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PREFACE

This study was begun under Grant 81-47-69-64, from the Oftfice of
Research and Development of the Manpower Administrator, U S
Department of Labor, and completed under a fellowship from
funds provided to the Human Resources Institute, Unwersity of
Utah under an institutional grant from the Office of Research and
Development. The complete responsibility for the findings and
conciusions, of course, rest with the author
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Chapter |

INTRODUCTION

The United States Employment, Service (USTES) has been
searching for some method of providing comprehensive service 10
the American public since its creation by the Wagner Peyser Act of
1933 Traditionally, 1t operated as a labor exchange mechanssm
with primary service provided to employers and peripheral service
qiven to applicants In loose labor markets, 1t$ task was very diffi
cult, in tight labor markets 1t was relatively easy. In other words,
when jobs were plentiful, but applicants were scarce, It was cdiffi
cult to previde suitable workers Similarly, wh.n jobs were reia
tvely scarce and workers were pentiful, the USTES could supply
an adequate number of wotkers to employers What was appar
ently needed was a reorientation of the USTES away from
employers and toward epphicants This shift began in the early
1960's when the USTES absorbed the responsibility of adminis
teriag several majer manpower prograras The emphasis continu. d
changing throughout the 1960°s until there was virtuaily an
employer revolt i~ 1869 ¢nd 1970 What became most objec
tionable to employers was not the stuft from employer to
applicant emphasis, but the shift 1o “disadvantaged’ v HRD
(Human Resource Development) applicants

A major lesson has been learned There are two sides to the
labor market, vach with its untque needs and desires The USTES,
or any other employment agency for that matter, must serve both
ades 1f 1t 1s ta be successful In addition, 1t must be the type of
service that appeals to the full spectrum of chients on both sides [
only fow skitled, relatively undesirable job openings are gwven to
the USTES, the apphicants looking for hugher level jobs will be
Jienated Stmilarly, 1f the USTES will orly refer or ve strong
nreference to HRD referrals, many employers wilt aravitate aw zy
from this service

This Ivsson, which should have been obvious, was learned 1noa
painful and probablv detrimental way by the USTES Efforts are
being made to restore the eraployer and apphicant chients that were
loet in the muddle and fate 1960°s 1t will be an uphill struggle
hecause of the rapid mflux of private competitors and because of
the skepticism many clients hold toward this public agrncy Many
now feel that their fears were borne out by the artivities in recent
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vears and 1t will require a considerasle conditioning period to
regain their confidence. Some nnprovement In the statistics will
arise because of the current legislation requiring federal con
tractors to list job openings with the USTES. However, this will be
short-lived and 1t 15 not the type of “cooperation” the USTES
needs for achievement of their long run goals. They must begin the
process of developing confidence 1n both chent groups by
providing igh quality and rapid service,

For the last half decade a device has been under development
that car notentialiy assist in providing the required type of service
This soy will examine this device in historical perspective,
current status, and future implications. [t 1s a highly complex and
expensive system. There are high hopes that 1t will develop in siuch
a manner as to change the 1image of the USTES and allow it to
become a significant contributor to labor marker adjustment and
thus allow the extra cost of th2 system to be justified. Preliminary
indications are that changes have occurred and will continue te
occur, but whether or not 1t will become an effective mechanmsm s
strongly debatedd The general term for these systems 1s
““computer assisted placement mechamisms’” and they are dichoto-
mized into two basic categories--job banks and computerized
job-matching systems Each system 1s unigue 1in terms of opera
tion, but both have a common objective provide ali chients with
comprehensive, rapid, and unbiased service Each has many addi-
tional goals and objectives as well, but these will be ieft for later
discussion

The material 1s organized 1n the following manner. Chapter 11
outlines the two gjor concepts with a brief overview of each
system A preliminary examination of the current status of the
two concepts follows this discussion. Chapter 11! analyzes the
hasic. conceptual strengths and weaknesses of the systems. Follow-
ing this gnalysis 1s operatienal data and cost cornparisons pertairi
ing to the systems

Chapter [V presents a numher of critical 1ssues concerning
computer gassisted placement A sinilar discussion outlines some of
the more general 1ssues involving the Employment Service as an
operating entity Based on this discussion, the direction ot actual
and nemded change 1 outlined Chapter V provides an overview of
the current stat: of the act followed by a summary statement and
a senes of recommendations

?
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It might be notred at this point that the concept and systems
under conc deratton are very complex, They are automated
systems that produce d vast airay of data applicable to their opera
tion  1Raw date may be obtained by contacting the Human
Resources Institute, University of Utah or the author,’
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Chapter 1l

COMPUTER-ASSISTED PLACEN._NT:
TWO MAJOR CONCEPTS

in 1961, the Bureau of Employmer Security (BES) estab-
lished two ptoneering systems that were to utthize computers In
the operation of day-to-day local office operations The systems
were called Labor Inventory Communications Systerns (LINCS)
and one was established on each coast They were appropriately
called LINCS—East and LINCS-West Unfortunately, interest,
money, and expertise were inadequate to sustain these systems
LINCS~East {connecting New York City, Baltimore, and
Washington, D.C ) floundered immed:ately and never successfully
provided any service to the participating cities. LINCS-W-=st
(connecting Utah, California, Texas, and Anzona} managed to
make some headway in the sense of remaining viable These
systems were hittle more than interstate clearance mechantsms and
they proved more expensive and time consuming than the original
manual system Therefore, Utah, Texas and Arizona withdrew
from the LINCS—West experiment after two years However,
California refused to let LiINCS—West dissolve They established
an 'nternal clearance network and thereby maintained and devel
oped a cadre of computer experts These individudls became the
nucleus upon which the “'new’ LINCS was built in the late 1960’s

The frustrations of the two LINCS projects resulted 1n a
tempciary lapse in development »f a computerized placement
syctem. The BES initiated o numper of task forces to study what
ha' happened and to give new direction to developmental activity.
The Sloan School of Management at the Massachusetts Institute of
Technology hosted a national conference on computer assisted
placement systems 1n both the public and private sectors. The
Interstate Conference of Employment Security Agencies {ICESA)
convened several ad hoc committees to study the problem and set
forth recommendations. As a consequence of activities of this
type, the BES decided to approach the problem with renewed
effort Most individuals involved frit that computer assisted place
ment could become feasible hoth technologically and opera
tionally. A significant number of experiments in the private sector
had shown modest success and naticnal administrators began the
arduous task of setting up a pubhc s, stem.

9




At the outset it was recognized that the complexaty of the
task would or could overwhelm the capabinty of any one state.
Therefore, it was avcided that the computerization effort would
be divaded up and given to several states Also, the BES warited as
much state mvolvement as possible because of the tacit recogni
ton that the federal admimistration did not possess the expertise
to do the whole job The task was dwided into three components
T an automated cost accounting system, 2} the job matching
component, and 3} the Local Oftice On hine Payments System
{LOOPS) for Unemployment Insurance and a nigrant labor clear-
dnee sy stem

In that the resulting systerns were 16 have tational apphea
flity, U was telt that states of all sizes should be represented
torda, a meds m sizeq tate, was selected to develop the auto
mated cost accounting system Utah, g small state, was given the
assagnment of developing the computerized job matching system,
Michigan, a large state, was assigned the tuske of developing the
LOOPS und nugrant worker clearance systems Each of these
states were designated “model states”™ for purposes of the total
effort. Tre ymphcit assumption was that these states would be the
models upon which other states could pattern their systems There
wds considerable optimism flowing throughout the federal and
state admirustrations concerning the feasibihity of exporting the
various systetas to other states Dates were set for exportation,
and deadlines for final completion and vesting of the systems were
established

Sinces this study  deals with only the job matching com
ponent, only cursory review of the other two segments 1s needed
Flonda was unable to develop an operational cost dccounting
system becaus of the fack of interest by the state adnunistration
This effort floundered and Flonda was withdrawn as 4 mindel
state Michigan did prodece an operational migrant farin lebor
clearances mechanist Ho vever, the LOOPS failed to reech an
etfective operatragl tevel and subsequently stagnated  Much was
fearned i hoth experiments and of most importance was the regh
sation that  oll support of federal and state adimmstrators s
noeded and thai the tasks are extremely complex

The mouel tate assianments were made o early 1967 In
1968, \Wisconsin eatered the developmen. areng with g somewhat
e dpproach to thee matching concept Concarrently, Californig
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began o renewed eftort to reviee the LINCS with an expanded
descriptor system  In 1969, Mew York mitiated o fourth matching
concept The development progressed on edch systerm with con

tinued federal pressure 1o produce an operationd system suitabyle

for export Enthusiasm ran high, but persistent developmental
problems plagqued the total effort Indeciston about the appro
priate descriptor system and search strategy complicated the
decision making process Some hked Utah's DOT system while
others favored a key word concept A final selection was needed,
but too many undanswered questions remained for a final decision

In 1968, the Baltimore Employment Service devised a seem
ingly inocent and relatively simple device for keeping track of jobs
orders Under nedvy pressure from local busiessmen to reduce the
number of pubhce agencies soliciting job crders, the Balumore
Employment Service developed the job bank This system was
essentially an automated job order file in wh,ch all new job oraers
were entered and filled or cancelled orders were elirmnated 1t was
an open and complete file for all participating public agencies to
use, Tt induded all job orders subnutted to public agencies and 1t
Wwds ug, o date Everyone had equal access to the job bank book
and 1t reduced the mass dupticction of effort in the job order
solicitation process

The job bank concept immediately caught the eye of federal
and state admimistrators 1t was found appealing for severdl
reasons 1) 1t was relatively 'nexpensive because of the possibility
of time sharing, batch processing, and cor'y hmited computer
tsage, 2) 1t could be nstalled relatvely quickly (three to tour
months), 3) it apparently caused minimal internal disruption, and,
4) mayore and gevernors needed "'something™ to show therr
constituents

Prehimingry indications showed that the juo bank coald have
J sigruficant impact on local office placement activity The match
ing systers were hard pressed to come up with similar results 1n
addition, 1t was recogmized that the matching concept was more
complicated than 1nglly assumed and that exportation wds not
feasible: Therefore the USTES begars the rapid expansion of job
banks throughout the country There was only one job bank n
1968 Eight were started 1in 1969 Fifty were installea in 1970 and
47 became ooerationgl i 1971 Three became "'state wide”
svsterns, two were degignated county’ systems, ang Washingron




obtamed o ‘rurgl” job batk 1o total there ot 106 jub hars s i
four job matching systems in operation This s about as vary as
the Manpower Admnistration Bt wene recded and fate ovnan
ston will be very slow

The Characteristics of Job Matching and the Job Bank Concept

There are many operationgl o toreroes o the Do coneepts
but two primary differences exast Frst, the job mgtohing sy stem
attempts to assign chdrdetenstics or attributes to the apphoant grd
job urder and then obtain gs Close o tatch’ as possible The job
bank does Not dttemnt to make animitial setecoiny Second, the
job bank simply crgarizes incomiag job orders v limingtes titled or
cancelted orders, and prouuces o document each day with the
unfilted orders dispayed 10 @ presenibed format Three methods of
display are currently used, 1o, g job bank boak | macrofim, and
microfiche. The maiching systems oraanire job orders and apph
cant records gngd have the capabnhit, of select g one o more n
resnONSE 1O @ Gusry

These two attributes maredhgtely Dot out the vast diédes
ence 10 the complexity of the tao coneepts One sirply recenes
organizes, edits, and displays The other performs similar tanc
tions, but i additieon attemipts to screen the tespective files against
one another to obtain o prelionnary mateh The latter function
imvolves the descer.ptor system and search strategy components and
1s the aspect of the systems trigt has comw under heavy cniticism
Job matching quick v moves be ond the relataely simple task of
butlding files and into the realm of il cianipulstion As v h of
the four matching systems aned the jub hank netscork s desenbed
i ore operationgl detaill the hrent comploat, of the mateh
p) sy stems walh become appagrent

Before hagnomag te indiv, doscriptions of the st ¢t
Soetes amportant to point oat 2 number of additional coneeptadl
and oprerational differences b teveen the two cong pts Ttmust be
ronenbered, of course, that the four matching systems aréer not
identical conceptualty o operationatly Howeyer their scmitfanities
far outweroh ther defbn nees particgtart, when campared 1o the
Job battk systemn

The birst dhitfercnace coacerns the neth od of aoeess utilized by
the computer essisted oy strne oo ather sords hioy Can Sosten
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users gain access to or utilize information In the data bank? There
are two methods, 1e, on-line access and off-line access. The
former permits the internal users to submit queries to the data
bank on an Instant input-instant output basis. They are able tc
gain access to the respective files on a real-time basis by utilizing a
remote terminal located in the local office. Off-line access, fre
quently called “’batch processing,” & simply a method of
computer usage that utilizes standard programs to process large
amounts of data that has been accumulated or “’batched” during
the working day. At a specified time, all of this data s processed
and the required output is obtained. The internal users do not
have direct access to this information except at specificd time
intervals (after each batch run).

The significance of file access may not be readily a;parent A
more in depth explanation of how 1t 1s used will make the differ-
ence clear. The job banks and one matching system (LINCS) rely
upon the batch processing method of file access. Job banks gener-

ly use one access each day, the LINCS system uses several There
ts a significant difference in how each uses 1t also, but this must
wait for the subsequent discussion.

In effect, job orders flow into the central order-taking unit of
the job bank throughout the course of the work day. They are
edited, verified, and coded. Simultaneously, local office placement
interviewers are filling and cancelling job orders that were in the
system from the previous day. There are also cases in which errors
are corrected or other changes made in the existing job orders. All
of this input is accumulated and key punched, No action is taken
on 1t during regular business hours. Rather, it 1s typically sent to a
computer facility outside the job bank area for processing. The
computer center processes the ‘batch” of data and provitdes the
required output documents. These are distributed to the pre-
scribed cooperating users and will become the basic information
source for the next day'§ operation. Each internal user has a
complete, updated, accuratk listing of all job orders that have been
submitted to the joh bank !

LINCS operates in the batch mode, but it 1s different than
b bank activities in several ways. First, LINCS uses the batch
mode several times each day They have spocified a six-hour turna-
round time {time required between tnitial nput and subsequent,
output) that permits them to give same day service to their clients.

ERIC °

e
1.1




ERIC

Aruitoxt provided by Eic:

Second, the computer data base consists of both an applicant file
and a job order file Job banks havz only the latter. Third, LINCS
attempts to match the characteristice of each file against the other.
The output from this process 1s a listing of suitable jobs for an
applicant or a hst of applicants potentially referrable to a specific
job order. In addition, LINCS updates their files in response to
change notices resulting from nlacements, cancelled orders, errors,
ete

Actually, all systems at least partially, use the batch mode,
but the are significarit differences 1n how they utilize the
comput®. This process is relatively inexpensive, stow, and highly
structured  For example, Utah’s Computerized Job-Matching
System (CJIM) uses the batch mode to update their files when the
number to select 1s very large, to facilitate their “complex search,”
vtc. The batch process is used generally when 1t 1s not necessary to
give 1nstant response to a user’s query.

The batch process is one way of doing the job, but 1t has
obvious shortcomings The most significant limitation 1s that it
generally requires the client to make more than one contact with
the local office The USTES has attempted to make the placement
process function in such a way as to provide one-5top service to its
chents. In other words, on the first focal office contact the chient
would be provided with as much information as is currently avail-
able Thie employer would know what applicants were available
and the applicant would know what jobs were available, If addi-
tional assistance was needed, 1.e., counseling, training, testing, etc.,
more than one contact may be necessary. However, for the
job ready applicant and the employer with a current job opening,
a primary goat was to provide instant and complete service.

This 1s where the second mode of access enters the picture
The remaining three matching systems have the capability of
searching the appropnate file on behalf of a chent when the client
15 in_the local office or is on the telephone. The applicant’s charac-
teristics or the job order requirements are taken on the initial
contact. These elements are fed directly into the central processor
via a remote terminal In the local office An on-line search 1s made
as requested and the results of that search are instantly
transmitted back to the interviewer. The interviewer can then
respond to the chent i the appropriate manner. The entire
process may take several seconds or at most several minutes

10 44




This salient feature greatly increases the complexity of the
operation, requires continued access to a central processor, and
requires a relatively large data storage mechanism, Whether or not
on-line matching 15 a necessary feature of a successful system 1s
not clear. It may be necessary for certain types of applicants and
particular types of jobs. But, as LINCS appears to demonstrate, a
functional matching operation can exist without on-line access.
This issue will be discussed again in Chapter 4.

A second fundamental difference between the two concepts
was alluded to previously. In the joh-matching process, a
descriptor system and search strategy are needed. The job bank
only requires an organization scheme. The matching systems must
go beyond the task of organizing their files and address questions
such as ""How should applicants and job orders be described?
“Should they use the DOT code, key words, a weighting scheme,
build characteristic profiles, etc.? '* Equally as complex and
controversial, "How shni'td they go about searching for particular
job orders or apphcants? ' “Who should get preference, how
should ties be broken, how long should a record remain in the
active file, etc.? " As will be seen later, the matching systems are
deeply concerned with these questions and to date there is little
agreement on the proper combination.

A third difference involves the complexity of the physical
hardware and programming needed for surcessful operation. A
matching system can exist vithout an in-house computer, but as
the New York Area Manpower Data System has demonstrated, a
number of cuordination problems are likely to arise. It is generally
felt that the matching systems should have full time access to a
central processor and all of the peripheral hardware. Cn the other
hand, the job banks can exist easily on a time sharing arrangement.
in fact, it would be a gross waste of computer facilities to restrict
tts use to producing only the output needed in the job bank opera-
tion Most job banks only require tvo or three hours of computer
time each day This would scarcely be enough to justify an
tn-house system.

As should be obvious, the number and comniexity of
computer programs 1s much greater 1n the matching systers. The
myriad problems encountered n developing the four ma.ching
systems clearly demonstrates the programming and systems
analysis complexities Job bank programs are relatively simple and
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have been standardized in the E. F. Shelly Corporation’s plan
enutled USTES Standardized Job Bank System

These are the principal differences in the two basic concepts
There are also many differences between the matching systems
particularly 1n terms of internal operation. While these differences
are extremely important, the basic conceptual similarities should
be carefully noted.

Strengths and Weaknesses of the Two Concepts

The two basic concepts have a common basis for existing,
1e, to facilitate the placement process. However, each attempts to
accomplish 1ts objectives in different wavs. With the outline of
system characteristics in the previous section, it can eastly be seen
that the scope of activity and the intensity of involvement 1s vastly
different. These factors tead to the identification of the strengths
and weaknesses of the two concepts.

Looking at the job bank tirst, i1ts single most prominent
strength 1s simphicity. This attribute exists both conceptually and
operatic uily. Some of the specific automated processes rnay be
relatively complex, but from the standpoint of internal and
external users it 1s very simple. On the other hand, one of the most
frustrating characteristics of the matching systems has been their
complexity, The primary reason for the added complexity is that
the computer i1s actually being used in the internai placement
process In other words, it is becoming an integral part ot the
mechanics of placement. The basic concept ol matching is not
particularly overwhelming, but the operational features of the
system tax internal personnel from the highest administrative level
to the local office interviewer’s desk. In a sense, the computer
monitors, evaluates, and responds to everything that impinges on
the system. Therefore, everyor.e must have a wcrking knowledge
of what happens internally 1n response to a particular activity. In
ocher words, they must understand what the system will accept
and reject, how it will respond to quenies, and what 1t can be
expected to do, Under the job bank, there s virtually no direct
contact with the computer

Second, while much can be said for ssimphcity, the problem
under attack 1s very complex |f all that is wanted s some device




to provide a certral storage and delivery of information functiun,
the job bank type system may be adequate. However, if the data
must be processed or manipulated 1n varying ways depending on
the needs of the ciient, the job bank 1s not enough. Input, organi
zaton, and vutput of data is a simple process. Retaining this data
in the system and subjecting 1t to various types of queries Is a
vastly more complex process.

This, of course, is the basic strength of the matching systems.
They provide not only a data bank but also are capable of
searching that information for a particular type of chent or job
opportumity. This reauires the development of complex file organ-
tzation and the requisite search routines. It also necessitates the
development of descriptor elements in addition to the basic organ-
ization format,

Third, the wmatching systems permit instantaneous and
repeated use of all internal data elements. The records can be
changed immediately n response to observed errors, additional
information, or the results of some activity, 1e., referral,
placement, etc. The job bank utilizes a tentral control unit to
control the status of open job orders but changes must wait for
the daily update and reorganization run. This s not to say
however that all of the matching systems use on-line updating. On
the contrary, they kave the capability (LINCS does notj, but they
may or may not use it. Onlv Wisconsin’s ESOPS uses it on a
continual basis.

A fourth strength or advantage the matching systems possess
or can possess I1s the capability of monitoring the progress job
orders or clients make In the system. In other words, if a particular
sequence of actwities is not performed within a specified time
interval, ¢ notice wili be generated and sent to the appropriate
person. A couple of examples wil clarify the issue. If, for
example, an applicant 1in the Utah system has been selected three
times by the computer, but not referred, it may tndicate that
something is wrong. The system apparently likes him, but the
placement interviewer does not. Some additional counseling,
recoding, training, etc., may be needed before the client will be
job ready Under the manual system the chent could have been
stranded 1n the system for long periods without receiving service.

ERIC 1
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A simular device I1s used to alert interviewers in the LINCS
system when employers tail to return a vahdation form. This
permits the Interviewer to centact thie employer and ascertain the
status of the order ard the disposition of the referrals. Without
this mechanism, job orders may appear open that are actually
closed stmply because the employer did not return the vahdation
form

Eifth, while the data 1s iIncomplete, it seems reasonable tnat
In some cases the job bank will utlize the computer more
efficiently than the matching system The pf'lmary reason 15 that
the on-line matening systems function bestif they have sole access
to a central processor This results in periods of slow activity when
other agencie. could be using the device Most job banks utilize a
time sharing arrangement wherein only the actual run times are
charged against the s /stem

So ne have argued just the reverse, but with a different sense
vl “efacent ™ They feel that the simple job bank processing
routines should not he computerized gt all Except for some of the
statistical reports aenerated by the operation, i1t can b~ argued that
the processing of job bank data 1s an mefficiant use of computers.

Sixth, as the name implies, the job bank 15 a hsting of
available jobs However, 1t 1s only one side of the placement
process The matching systems, as the name implies, attempt to
previde some automated link between the two sides of the market
This advantage of the maiching systerns allows them to gve the
applicant or job order double exposure by screening hoth ways

Seventh, the automated systems both produce a number ot
reports for internal and external use However, the matching
systems go beyond the job banks in providing labor market infor
mation Ir the sense that they can provide it instantaneously and
for both sides of the market For exainple, an employer can call
the iocal office and within 4 matter of minutes know how many
applicants are available in a particular occupational category
While the local office files will only contain a relatively small
segment of available apphcants in most cases, 1t will give the
employer some indication of the availability of particular types of
workers ©

S Nhe the s (e toeness of the Eoopdoyiment Secvic varnes by ocoupdtion, industry and
itea o general thes agency fills tess than twenty percen of ail available 1ob openings
14 1 H
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The same type of information can be used by employers that
are considering the labor area for possible expansion or location of
a manufacturing faciity In a relatively short time, the computer
can displav a profile of available applicants that would be suitabie
for work in the industry Again, only a segment of the available
work force will be represented, but it will provide the prospective
empleyer with an indicaton of the availability of required
workers

As can be seen in the above discussion, the two concepts have
many similanties, but many unique attributes as well The vastly
simplified job bank is much more restricted in actual operation
and 1n 1ts potential usefulness. The matching systems provide or
potentially can provide considerably more information and opera-
tional advantages than the job bank. Whether or not these differ-
ences are worth the additional cost s the subject matter of
Chapter H|

Current Status of th2 Two Concepts

Enthusiasm toward the matching systems has diminished.
The four systems are still operational, but the further expansion of
their capabilities has been left for internal system tnitiative.
Federal administrators are not providing research and development
funds for expanding these systems. The rationale, of course, 1s that
the existing matching systems have not and probably cannot be
adequately evaluated Therefore, a phased 1mplementation
scheme " has been adopted for expanding the job bank operations.

The job bank 1s now seen as an interim system, but tt was not
always viewed as such. It i1s now seen as a transttional component
of the matching systems with full recognition that it can stand
alone as an operational entity Therefore, with the 106 job banks
in operation, attention i1s now being given to ther expansion to
matching systems The scheme has bLeen outlined in the Phased
Implementation  Progression  for Computer-Assisted Manpower
Operations Network * The rationale for this progression appears
conceptually sound, but 1ts practical application is subject to
criticism. In any case, the progression is beginning and the results
of the transition will be interesting.
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The Manpower Administration has ccmmtted a vast amount
of resources in the development of computerized job matching.
Therefore, while 1t is unlikely that the four systems currently
operating will be expanded, 1t 1s virtually certain that they will
remain operaticnal tor the forseeable future. Some feel they have
served their purpose by demonstratir.g ti.e feasibility of matching,
but most will agree that their usefuiness has not ended

Summary

Conceptualizing these sysiems from the “armchair’ per-
spective and at an ntuitive level s rather easy. Putting these
concents intu an operational framework 1s vastly more difficult. |f
arything has been learned i the last six years that no one will
dispute, 1t must be that the operational difficulties are far more
complex than onginally anticipated. In retrospect, no one should
have heen surprised. The Employment Service was in effect
attempting to automate a system that had significant shortcomings
as a manual system. Not the least important of these problems was
the development and use of an effective descniptor system.

Nevzrtheiess, the experience with these systems has resulted
0 a body of knowledge that 1s hikely to have far reaching implica
tions for automated systems in both the public and private sectors
far beyond the matching of men and jobs The automated place-
ment systems deal with live human beings and attempt to do more
than merely shuffle data 1n various ways. In this capacity a
number of strengths and weaknesses have anisen. This chapter out-
lined several of these characteristics. The next chapter will
examine some cost and activity data pertaining to ther operation

16 -
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Chapter 111

ACTIVITY AND COST DATA PERTAINING TG
COMPUTER-ASSISTED PLACEMENT SYSTEMS

The computerized systems have produced a proliferation of
data on a wide range of performance indicators Some of .the data
1s apparently vahd, much 1s highly questionable The Division of
Manpower Matching Systems conducted validation studies on
several job banks and found the data reasonablv accurate.
However, the data from the Denver lob Bank was highly question
able and 1s not being used I1n system evaluation The systems are
new and the reporting mechanisms are N a state of flux
Therefore, 1t would not be surprising f there are errors or
omisstons 1n the data base. In any case, the data used in this
dicsussion will be neither comprehensive nor definitive. Severadl
series wili be utihzed to demonstrate i, a preliminary manner what
the systems are doing and what changas have occurred and can be
expected to occur. The analysis 1s primarnily inter temporal and
inter-system Without a determination of data vahdity available,
confidence criteria will not be utihized 1n this prebminary examing
tion

Placement Speed

The first activity indicator that provides seme indication of
the yimpact of computerization 1s the speed of placement More
specifically, this data element shows the ""number cf days required
from receipt of job orders to referrals that resuited in a
placement " Base data 1s very himited in coverage, but the Division
of Manpower Matching Systems analyzed activity data for pre job
bank activities in 16 job banks. This data wiil be used In the
analysis Table | shows i summary form the results of ' the
16-svstem study

While 1t's easy to be negative about the contribution of these
systems, 1t 1s probably fair to say that in terms of the speed of
service they haven’t made @& significant difference. This is
rarticularly true after the first day of placement activity How do
the systems m this study compare with the 16-systern
examination? There 15 one matching system and eight job banks in
the comparison The activity indicators are for “five days or less”

17
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Table |
Number ot Davs Required from Receipt of Jot: Orders
to Referral That Resulted in a Placement

B B Percemt
Systen filted Same Day 12 Days 35 Days L 10 Uays
Pre Job Bank 357 214 127 117
Past Job Bank M0 502 161 170
Pee Job Bank G357 571 699 815
Post Job Barn 220 523 6t 4 I

Soarce A alysiy ot Job Bank Operations Review Darg 1o 16 joti dunks NMarch 26,
191

and ““ten days or less’” and they are for varving time periods Table
Il shows the results of the data on these systems on a cumulative
basis as comoared to the data on the 16 system study

The first and most obvious difference in the comparison s
the percent of ““Filled Same Day’” orders. After job bank tnstalla-
tion, only 22 percent of the job orders were filled on the day of
receipt as compared to 35.7 percent before job bank instatlation.
The expianation the Division of Manpower Matching Systems gave
for this large discrepancy was that the central order taking
procedure resulted 1n a one-day delay before the job order was
exposed fully to the apphcant side of the market The relationship
quickly converged during the subsequent uime period until in the
610 day nterval they were virtuyally the same. Figure 1
graphically depicts the convergency sequence.

Thus relationship can have several interpretations First 1t can
e argued that the job bank doesn’t improve or detract from the
service given t¢ the chient groups. The smell difference after the
t 510 period 1s unhkely to prove significant Second, 1t can be
argued that the totdl joby bank mechanism has resulted in deterio
rated service because chents are forced to wait additicnal time
before a placement occurs This seems to contradict the “one stop
service’” objective of the USTES

The first point of this comparison shows that there s a wide
yariation bhetween systems, 1 2., for five days or less they vary from
309 percent to 81 7 percent and for ten days or less they vary
from 56 9 percent to 90.0 percent
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Table 1

Comparison of Number of Days Required from Receipt of Job
Orders to Referral that Resulted 1n a Placement
{tor One Job Matching System and Six Job Banks)

Syutem Vioath b DavsorLess __10Daysor Less
Pre jot, Post Job Pre Job Post Job

Bank Bank Bank Bark

1h Sy stem 571 6523 815 855
Study Jariable Perient Percent Percert Parcent

Jotksonviile (R 47 4 6506

Paterson 4n 60 ? FAR!

Paterson 371 60 4 712

Wilmingron 10 70 735 36 8

an 759 8717

97 50 897

St Lo 170 31 630

5170 309 569

10 70 48 5 06 0

ot ombig 1¢ 70 HO 3 H0 3

1170 5 5 633

1270 559 689

171 541 623

A 64 8 747

4 71 513 %8

Umaha LA 706 793

VA 64 ¢ 7198

4 "1 63 6 813

671 650 /97

Utsh RA 501 705

4 21 571 14 6

AR 530 691

67N 45 1 59 2

A 519 659

871 539 6773

a7 531 691

10 41 561 74 1

Phoetis 4 /3 817 00

57 74 4 889

L7 718 844

Sonrie jotr Banr Operatiuns Reviea Reports

.

Due to the varying time periods, the arithmeitic. mean 1s not
particularly useful. However, 1t does indicate that the systems dre
well within reasonable himits on an aggregate basis. The Utsh
matching system 1s clearly in hine with the post job hank data for
five days or less but falls somewhat short for the ten days or less
period These data seem to reconfir1 the above conclusion that
the computerized systems have not made a significant difference
in the speed of service

~
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FIGURE |

Speed of Placement by Occupational Group Employment
Service interviewers can generally pick out a number of occupa
tonal categories 10 which placenments are either very easy to make
or are very difficuit This aroup will vary by labor market cond:
tions, type of chentele, industrigl composition, etc Some inter
viewers gy purpescly attempt to direct thear efforts toward the
“easy' placements and away from the more ddficult ones This s
the case for two reasuns 1) placements ares the culmimation of his
efforts and the more he can make the better he feels, 2) he s
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judged as g good, average, or poor nterviewer depending on the
number of placements he makes 1t s doubttul that many inter
viewers have consciously determinied in an objective way which dre
the easy and Cifficult placements, but experie ce is a tairly good
indicator.

Job bhank data permits an explicit determination  of
placemient speed by occupation An interviewer could conceivably
anatyze these data and based on this analysis select those occupa
tions that are typically filled very quickiy 1n his labor area The
data for five job banks show a clear dichotomy between the upper
and lower segments of the occupational spectrum Two digit DOT
occupations between 00 and 50 are filled much faster than average
and those between 51 and 98 (first and fourth digit of DOT) are
tilled much slower than average The implications of this analysis
are that the Employment Service maey be able to structure therr
placement activity 1n such a manner ¢s to mdximize overdil place
ments (if 1n fact maximum labor market penetration is their goal)

There are inconsistencies 11 the data, but in generdl, the trend
is clear More n depth study of more systems over longer tune
periods will be needed to refute or confirm this observation,
however If 1n fact there 1s a siygmiticant difference, the Employ
ment Service mgy make substantial gans in overall placements by
concentrating more effort on ~ertain occupational groups It 15
already known that there is significant differences in the industnal
composition of placements and the above type of analysis can
serve to clarfy further the structure and composttion of Employ
ment Service activity

Wage Distribution of Employment Service Placements. A
third performance indicator 1s the change i the wage structure of
computerized placement Conceptually, 1t could be expected tha”
the percent of placements in the higher wdage categories would rise
because of the wider exposure of apphcants to job orders Table
111 shows the results of the 16 system study for alf apphcants ¢nd
for the subset of disadvantaged applicants For the systems n the
study, the structure of wages improved constderably The percent
¥ placements at less than $161 per hour dechned tor the total
group and for the disadvantaged segment Placements of $2 80 per
hour or more increased significantly for both groups There 1s no
reason 1o belteve that overalt econonic condttions or INcreases In
wages ger.erally had a sigmificant impact on the vbserved results
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Table 1
Wage Distribution in the Job Bank System

Al Apphcants

Periert
Pre Job Bank Post Job Bank
oy Wage Rate » 3 months) TEmonths
N S
Less than S 61 E . 362 whH
S1 61 219 371 37 4
RIS B At 170 130
JRO W orare [ | 121
Dhsade ontages Av g 1y
tesy than 51 et S EREN
161t 14 VH A
o0 g Tt
RO R b

For the systems represented, the mean of the two groups and
for the four wage levels has been cdlculated A wide disparity
Hetween the total number of placenents and those that were class
ified disadvantages is clearly apparent Table 1V indicates that 32 1
percent of all job bank placements were 1n job openings paying
fess than $1 671 per hour whereas 35 percent of disadvantaged
placements were n this group  In the S2 30 or riore wage
category, 137 percent of all job bank placements were in job
openings paymg this amount while only 90 percent of
disadvantaged placements were at this level  The relationship
hetween the job banks and Utah's CIM s interesting, but the
comparison may not be vehid There were ten job banks in the
sample representing many labor areas Also, the tunie intervals
were not strictly comparable While the waqe structure o the job
banks appears “"better” 4t can be the result of vahiation in the
area's wage structyre, or other economic factors More study s
needed for a reasonably definitive statement

Table IV
Average Wage by Chent Group for
Selected Cities and Time Periods

_mh Hank titan JU::E‘::"‘"\ whn
Percgnt Porceny tercent Peoropnt
Pl arly Viage Total T Dhathantage et [ sdntage |
Uk Thar $100 0 43 3H 1 347
3161 219 414 112 420 a4y
1720 204 194 148 104 1437
32 80 or e 147 101 90 L
e Pl
2?2 b
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The Resuits of USTES Referrals to Job Orders. When an
apphcant 1s referred to a job opening, one of three things ca’
happen. The employer can reject the apphcant, the applicart _un
reject the job opening, or, the applicant can accept the job, but
fail to report for work. The latter two are a culmination of sunlar
forces and will be combined for this analysis. Table V shows the
results of USTES referrals for the Utah CJM and ten job banks As
expected, the vast-majonty of referrals that do not result in a
placement are because of rejection by the employer. Job refusals
by the applicant are a relatively smalt portion ofi7 the total
{typrcally 1 - 3 percent). The overall referral-placemedt ratio for
the USTES has been about two-to one. This relationship is clearly
in line with the results of these data

While 1t vanes between systems, an interesting relationship
exists between disadvantaged referrals and placements. As indi
cated above, for the total number of referrals, the employer
rejection rate appears to be i line with the expected referral-
placemert ratio of about two-to-one. However, the employer
rejection ratio for disadvantaged citents 1s substantially lower than
it 1s for the total group. In most cases, the latter was sigmficantly
higher thar the former. Similarty, in only ten months was the
applicant job refusdl rate by disadvantaged clients greater than the
rate for the tota! clhient group. There are ~lear indications that the
».ccess rate of disadvantaged referrals is greater than for all
referrals ard the legitimate question is why?

There are several likely explanations, no one of which may
totally answer the question, First, it 1s l.ely that some disadvanr
taged chents are redily not disadvantaged to the extent that their
ability to find a jokt is impaired. Second, the diszdvanitaged chents
that end up at an emplover’s interview desk are really a very select
nroup. Many chents of this type enter training programs, partici
pate In counszling and job orientation activities, receive special
asistance in preparing for and taking employment examinations,
ptc Therefore, many do not come in chntact with an employer
until they have much of then ‘‘disadvantagedness” removed
Third, to fulfili Equal Employment Opportunity guidehnes or
smply & soctal or moral obligation, some employers seek out
disadvantaged applicants of various types. Fourth, there are
usually job development or other types of “conditioning’ contacts
made before the disadvantaged applicant actually apphes for the
nosition. In this way, employers understand the situation and are
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likely to be more receptive to the disadvantaged referrat on a
one-to-one basis.

Reasons for a tower refusal rate by disadvantaged applicants
should be intuitively clear. Typically, these individuals have been
unemployed or underemployed fo. extended periods and the
potential job opportunities are fewer in number. Therefore, when
a job opening arises in which an offer actually occurs, the disad-
vantaged apphlicant will likely be under greater pressure to accept
the position than will applicants in geneial. In addition, job devel-
opment activities and pre-referral counseling condition the
disadvantaged applicant to the type of employment likely to
occur, working conditions, wages, etc., so that few “‘surprises’
occur at the employment interview.

These are some of the factors that determine the referral-
placement r1atio. Certainly there are other factors that may be
equally as important in some circumstances. There are likely to be
significant differences in the industrial and occupational referral-
placement relationships, but available data does not permit this
type of analysis.

industnal Analysis of Placements. Traditionally, certain occu-
pations and industries have been closed or partially closed to
minority groups. The restrictson has never been tota., but i1t has
been prevalent enough to result in disproportionate numbers of
minority workers in the service and manufacturing industries
whereas finance, insurance, and real estate industries have a very
small proportion. Manufacturing and government have a high
proportion of minorities, agriculture, forestry, fisheries, and public
utilities have a low proportion. The pattern 15 clear and it has
nersisted for decades

There 1s considerable discussion within both the public and
private sectors claiming that the composition of nonwhite
industrial placements 1s becoming more equitable The arguments
are generally couched in a changing national conscience or moral
character of the nation There may in fact be a movement
underway, but until recenily very httle objective data was
available to substantiate or refute the contention However, the

J
Lynonymous with  nonwhite inthes study
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job bank system has a table in the Job Bank Operations Review
series that examines the phenomenon. Without adequate base
information, little can be said about an improvement or deteriora-
tion in the racial composition of placements. However, it 1s
interesting to note that 1n some areas (Paterson, for example) the
composition of placements in some of the “restricted”” occupa-
tions 1s in line with total placements. In Paterson, the placement
of non whites in the finance, insurance, and real estate industries is
relatively high. A similar statement can be made about Rochester’s
situation In any case, these data may indicate that a change is in
progress What the magnitude of the change 1s, is not clear.
However, if the data series 1s maintained, firm indications should
be observable 1n two or three years.

Job Bank and the Unemployment Rate. Though not an
expitcit goal of the computerized system, 1t seems reasonable to
expect these systems to have an impact on employment and
unemployment. It must be remernbered, of course, that the
Employment Service only handles about one-in-seven of total new
hires. Therefore, their poteritial impact is difuted to a considerable
degree. It 1s still important to ask, however, whether or not the
unemployment rate is appreciably ditferent in job bank and
non job bank aredas :

Without the benefit of a complete set of 1971 data on
unemployment {ten months are available), a provisional look at
1970 data can be made. Seven of the 11 systems operated Six
months or iess n 1970, two operated about eight months The
Utah matching system has been in operation officially since
January 1969, but in reality since fate 1967 The St Louws job
bank began operation in June 1969 Several observations can be
made refative to these data

First, 1t would be difficult to demonstrate that a significant
difference exists between the changes 1n the national unemploy
ment rate and those of the job bank areas Second, the Utah CIM
s 10 g labor area that does not experience wide fluctuations in the
unemployment rate These smah changes continue to exist and
there are no indications that the CJM has had a perceptible impact
on changes in this rate over the past three years. Third, these data
Jo not show the impact of the systerns on particular client groups
It seems reasonable to expect that some chent groups, 1 ¢, disad
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vantaged, have experienced improved emplovment conditions ir,
some job bank areas.

These are some of the indicetors that can be utilized to assess
the effectiveness of the comnputer-assisted operations. They are not
complete 1n terms of activity coverage or period of operation.
They should be looked at as being suggestive rather than
defintive A much more in depth analysis must awart the genera
tion of extended series of operational data.

The next section will briefly examine another aspect of
system operation. In this case the analysts will focus on the cost of
these systems and an attempt to determine how the matching
systems compare with the job hank network. The cost data were
provided by administrators of three matching systems and Charles
Becherer, Comptroller, Manpower Administration

Computer-Assisted Placement Cost Analysis

The matching systems evolved rapidly between 1968 and
1971 and the cost estimates pertaining to them showed an equally
raptd increase The job bank implementation time table showed
the most rapid increase in 1970 and 1971 With implementation
nearing completion, few new job banks were started in 1972 No
new matching systems will be developed outside the job bank PIP
framework

Without guestion, the gutomation process has heen expen
sive, There dare no accounung frgures avatlable that will precisely
identify ell costs of these systems, but there are severdl sources of
well informed estimates The first estimate: of overall cost of the
job bank system was niade by Dr Arnold Weber, Assistant Secre
tary of Labor for Manpower, DOL, in 1971 appropriations
hearings When asked how much 1t would cost to cover theentre
country with the job bank program, he felt that g ™ seat of the
NAnts estimate was somewhere 1 the viconty of $80 to $100
mithion per vedr 7 These presumabily ore annual operating costs
Jub Bank installatio costs for 1970 and 1971 wrre 57,500,600
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and §13,600,000 respectively More specifically, Malcolm Lovell,
Assistant Secretary, Manpower Admimistration, DOL, respondea
to the question on budgeting by saying that “For jeb banks in
1971, we are budgeting o total ot $13,500,000 Ir 1970, 1t was
$7,600,000 We currently have' 16 10b banks in operation, and we
hope t0 have 56 in operation by :he end of this tiscal year ™
Anticipated figures for 1977 are not yet available

Spectfic installation and operating costs of the job banks will
be identified as they are incornorated nto the study The three
matching systems have more detailed cost breakdowns for the
imtial years of operation and they, too, will be identified as they
are used in the study Finally, 1t should be pointed out that there
are two sources of funding for these programs, 1 e, Grants to
States Trust Funds and Manpow.r Development and Traming Act
Funds it i1s interesting to note that Mr Becherer «dentified the
fungamental problem in cost evalu tons of computerized <vstens
when he stated “Implementation and operating cost data 1s not
avallable 1n that state agencies are not required to report this
information separately from other cosis within the wo fund
sources”** The cost date pertaming to the matching svstems will
he presented first

Cost Comparisons of Three Matching Systems. Table VI
shows the cost estimates bertaining to the Utah, Wisconsin, and
California systems ~ " " It 1s important to reiterate again that the
©ost data are only estimates and that they do not purport to be
cost accountmg fiaures

Also, these ddata provide information on three “vanigtions” of
the Utah CIM The alternative Utah systems have been designated,
Utah (1) which is an “add on’" system, Utah (2) which is a “'stand
alone” configuration, and Utah (3)  wvhach as the “‘present’”
operation H in fact o leqitimate comparison can be made, 1t
dpnears reasonable that 1t must be made between the LINCS,
ESOPRS, and Utah i2) “srand atons " systong
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Table Vi
Cost Comparisons of Three CJMs

Y ear System Cost
FY 1968 LINCS $294,800
FY 1969 LINCS 381,660
FY1970 LINCS 331,260
Fvy1971 LINCS est 330,000
FY1968 ESOPS 3 38,130
FY 1969 ESOPS 137,635
FY1970 ESOPS 410,876
FY1971 ESOPS 490,923
Estimates for Utah (1) $186,140 04
Utah Made Utah (2 358,113 04
in 1671 Utah (3) 610 632 96

Based on these cosi estimates, with full recognition that they
are not "acounting” figures, and that for many reasons the
systems are not strictly comparable, i.e., labor market differences,
system operation, occupational and geographic coverage, hard-
~are, etc., It may be interesting to examine briefly several cost/
activity ratios. Before developing these ratios, it must be clearly
understood that they do not represent cost comparisons that
imply one system’s superiority over the others. Factors other than
cost, 1.e., level and extent of service, efficiency, occupational and
geographic coverage, etc., are typically of more importance than a
tabulation of cost estimates.

An initial observation about the cost structure of the
matching systers, one that can be substantiated by discussions
with federal and state administrators, is that annual operating
costs have stabiized in the $300,000 to $500,000 range.
Apparentiy there will be no “new’" federal funds for experimen
tation and development of the four systems and therefore 1t 1s
hikely that the current level of operation will be retatned. In any
event, for purposes of comparison, the final year's cost fiqures for
the LINCS and ESOPS systems will be used n conjunction with
the Utah (2) “stand-alone’’ estimates. Three activity categories will
be used i the analysis, 1.e , new apphications, referrals, and place
ments Table V11 shows the cost/activity comparisens for FY 1971

Enough 1s known about geographic and occupational cover
age as well as method of operation to suggest that siarmficant
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Table VII
Cost/Actwity Comparisons of Three Matctiing Systems

System Year Cost Cost Apg hikahon  Cost Referral Cost Placement
LINCS 1971 $230,000 $9 68 $4 37 $67073
ESOPS 1971 490,923 332 344 1362
Utah (2 1971 358,113 588 401 12 60

differences probably exist between the systems. However, what 1S
important 1s that a given leve. of resources was committed n a
given system to improve that system’s operaton Often the data
for a seament of a total systern cannot be ascertained for a repre-
sentative pzariod. Therefore, total system data was utilized In the
analysis. This 1s particuiarly important in relation to the LINCS
and ESOPS systems

Much can be made about the differences in these figures and
equally as much can be said about the similarities What can
probably be said with some degree of confidence is that they are
comparable 1n order of magnitude. Data on the LINCS system, in
two categories, 1s out of ine with the Utah and Wisconsin systems
The cost/placement estimate must not be interpreted 3s an
indication of system effectiveness The activity data showed only
those placements that could unambiguously be attributed to the
LINCS operation. This amounted to only 492 placements 1n
FY1971. With over 75,000 referrals during the same period, 1t
would be expected that placements numbered in the 25,000 to
35,000 range Likewise, only 34,080 new applications were regis
tered In the LINCS system in FY1971 Considering that 1t only
operates in a limited segment of the occupational spectrum, 1.¢e,
professional, technical, and managerial, it may not be surprising to
find a sigmficantly smaller number of new applications. The
remaining cost activity ratios are clearly 1n a comparable range
particularly considering ¢ magmtude of differences inherent in
the systerns

The above comp as ubihize annual data Most of the job
hank data was available o a nartial year basis To provide a degree
of comparahitity, job hank operatirg cost was caiculated on a
monthly basis dnd then appiied to monthly activity data Tablh
VI shows referral and placement data for three job banks
Comparing these data to the 1971 matching system data several
interrsting observations arise First, the jeb bank data s sigmifi
cantly higher 1n both cateqgories by about g factor of two Second,
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the montnly cost of the matching systems s higher than the job
banks by a factor ranging from three to six However, the activities
Joanbuted to them are suthiciently large to reverse the cost activity
ratios  Third, even though the Omahia Job Bank recewed about
twict a5 much money as the other twe systems its Cost activity
ratios are- not lower than the other two  This miay suggest that
there were na economies of scaler e sent m the larger operation

Thrse observations are imntercsting, but not conclusive They
are suggestive of several fundamental relationships, bt they are
not defimtive The time pereads gro short, the operations are vastly
different, and the coverage geographicathy  occupationat | and
operationatly s signidicantly ditferent Only three oty inde
cators were exarmined  These were chosin because of  then
traditional usage and Decadse tost alservers canoconceptualiss
what they represent They may, not be oacoarnate harometors of
aqeney operation, but oonethed s the s are sugue stive: Necdbess o

sdy, much additionab woork must be dane e terms of congpar ity e
attalysis bhetween s ctems and Uy pes of s,ster s

Conclusion
This chapter bras o e ed soee e o e g ity contdata
P tarang o compuboroassssted prace et TOAG e Hort aas made o
develon some ater systes Comparisans b, usiig cost actit,
ratios  Thes ratios suqaest that there are ohifborences moghe
concents, but data brotations provent oo d e rate e statonn et

sould b sarprsmg rodecd b taea d S erences did ot g

Thes riext chigpler addh vt s gt e ot
capertant to the computerzed otfort The o e tolloaed ~ih
at outhne of th o ontical asstes prrtarning to the tmplayrent
Sercice an geeens Secord, the FIP s the woheene aeder s hach
Carrent ampber ntation v, pracesdhing This process A b
atvgl, zed cntical, arel tos gt dhen g et e s b
TSULI TAIIHS
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Chapter IV

CRITICAL ISSUES PERTAINING TO COMPUTER-ASSISTED
PLACEMENT SYSTEMS

The major efforts expended on the design, development, and
implementation of computenized placement have resulted in the
attainment of a vast body of knowledge Unfortunately, this
knowledee is netther comprehensive nor compiled in & central
information hank Everyone seems to know something about all
the systems, but at present the integration of this information into
a comprehensive: whole has not occurred. There are stll a number
of unsettled areas as Chapter Five will dlustrate. The current
“state of the art” 15 vastly more advanced :n many areas over what
it was 1n 1964, but there are several areas that seem to elude the
best efforts of Emntoyment Service and computer experts. These
aregs are primarily concerned with the techmica! application or
integration of computers with Employment Service operations
These problem areas will ultimately be resolved gs understanding
of the mechanics of ntegration occur However, on & more
advanced level there gte d number of 1ssues that must be addressed
that concern the overdll directioa of implementation These issues
are the focus of this section

The furst and jprobably most important 1ssue s whether the
USTES 15 approaching the computenization eftort in a socially,
pohtically, and econormically justifrable manner  In other words,
can the present dhrection of computerization ) the evolution of
job Lanks into matching systems, be justified f examined m terms
of 11s social contnbution, political impact, and economic effy
cteney? Each of these daspects must be considered further 1t must
be remembered, however, that alt three are interreiated and in g
sense arecditferent vwoavs of locking at the same phenomena

The coctdal contribation of 1 se systems can bevery qredt or
1t can be negbrpble: Ther potential for increasing social wetfare by
tmpraving  the movernent of workers into and out of jobs s
conceptually  clear Therr potentigh for immroving the  work
retationship by placing workers  and employers o g4 muors
compatible situdtion s also clegr There seomg to be generagl garee
ment that job longevity, amprovement i the wage stracture, joub
satisfaction and job setunt, o rduced  ahsenteeism, ancreased
productraty ard many other tacety of the work can bhe
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g tested by, faciatating Un oeration of the dabor market i
computers  However whether these socidl gaims can oin fact be
achieved s the real question There s virtaatly no ovidence that
the current sy stems have made sigoibicant gains i these greds

T The political aspects uf this development are less diverse and
Mg osense are more ginenable to fulfillment than the remaiming
two vlements This s true primanty because the impact of these
systerns on pohtical decision making s less direct and the results
on the pohtical process are more eastty identified Once it became
apparent 1n 1967 and 1968 that computers could be integrated
with the activities of the Employment Service, 1t became o
nohitical game to see who could get the systems installed n their
political junsdiction first There was serious internal disruption
oceurnng 4t the same time and mayors end governors were hard
pressed 1o show that they were doiny “something”™ 16 assist thew
constitueney  to find employment  In retrospect 1t was inderd
furtungte that the job bank concept materialized at the crucidl
moment  Job matching was feasible but courd not have been
implemented on g large scale

In any event, the implementation of job hanks oceurred ona
large scale with one being developed 1in 1968, eight in 1969, 50 1n
1970, and 47 in 1971 Concurrentwith this process though not as
d result of 1t the internal upheaval subsided  The pressure un
Vincted officials dommished but the implementation schedute was
mamntained  There are currently 106 job banks and four jub
matching systems in operation

There s probably hittle question that the instaliation of thes
joby bank network has appeased the political feaders in most dareas
Likewise, 1t has removed the USTES from criticism from most
political lTeaders With the pressnt systems covering about one half
of the notion's population, there s unhkely to be additional
political pressure for change uniess 1t can be shown that the
systems are not in fact echieving therr onaingt objectives The
romaining ponulation 15 located i smatler towns and cities or 1n
rurdl dareas and the pohiticel dout generated by thens st fficient

to pracure g compaterzed system

There are pohticat ranfications of ¢ dhiferent natare tha® are
alsn very importent  The antereal deaision making i the U5
Departroent of Labor Manpowser Administration, and the USTELS,
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are heavily weighed by political constderations as  nposed to
economic or overall social considerations The political and
philosophical positions of the top level administrators 1n all of
these governmental units profoundiy affect what will be done,
how 1t will be done and when it will be done For example, as
seemingly & simple mdtter as obtaining timely operating data from
the systems was often frustrated because of the mabiiity of the
USTES to compet them to provide 1t When asked how this
situation could 2»ast when the funding end overall control was
federal, a top level administrator i the Division of Manpower
Matching Systems rephied that 1t was not * pohtically realistic’™ to
consider withholding funds or applying other pressures to the
neghgent systems With the possibility of prompting the criticism
of a tederal congressman, the administrators of these agencies
would rather attempt to persuade the system auministrators to
provide the needed data then take more positive action As g
consequence, the data was often incomplete and untimely

A sunilar problem concerns the reporting requirements .n
terms of before after operation The Manpower Administration
only required that the systems submit monthly reports for one
year after installation Most systems have complied with this
reguirement  However, in retrospect the reporting reguirement
should have been for an ongoing sequence of monthly reports
What has happened 1s that some systems discontinued their reports
before others started reporting. Economic conditions are contin
ually chanaing, unique lahor market conditions require forig term
examination, and the operation of some of the systems was such
that the dats produced was of no value {the Denver Job Bdank 1s o
good example} A single twelve-rnonth examination of these
systems 1s not enough considering the above factors [t does not
seem unreasonable that the job banks should have been required
to subrmirt these reports as long as they were considered useful at
the ngtional level They are not overly burdensome 16 produce and
some sy stems have continued to produce them for internal use It
might b noted that the USTES 1s phasing out the Job Bank
Operations Reports (JBOR) and integrating them into Employ
ment Service Automated Reporting Sysrem (ESARS). This will 1o
effect pick up many of the same elements from most of the job
banks that were in the JBOR system, but thers @it be months and
NSOMe (dses d yedr or two gap in the data Those data may be
some of the most important and 1t s unfortunate that they will
not be gavarlable for close exanunation
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Cleatly, the pohitical factors impinging on the computerized
systems are nebulous and often frustrating Frequently political
decisions are hased on expediency with little regard for the myriad
of other considerations This, of course, i recognized as an
itegral part of the overall pohtical process and as such shouid not
be overly disturbing However, what 1s most disturbing 1s that
many  political decisions are made contrary t¢ the ewvidence
produced by other sources or with incomplete information

The last principal consideration of the computerized effort
15 its econoue efficiency. There are several 'mvels of consideration
it car we examined in terms of a direct cost benefit analysis, i e,
whether the benefits are greater than costs incurred It can also be
examined 10 terms of its cost effectiveness, 1e, given the
operational parameters of the system, how its objectives can be
most economically achieved Botr unalyticdal techniques are within
the. mare general framework ot determiming whether or not the
pxpenditure of resources on computerized placement can be
justified in relation to the vast number of alternative resource uses
[f the political decision has been made, as indeed 1t has, that these
systems will be designed, developed and unpiemented, then the
lower leve!l analysis must be used We can sull arque, of course,
that in terms of achieving maxirnum social welfare, the resources
should have been directed elsewhere However, realistically we can
only say that benefits exceed or fall short of costs or that to
achieve thas set of objectives it will require this level ot resgurce
expenditure

In pure economic tarms, we are 1t osted in the most
officient use- of our nation’s resources Uy tall ethiciency can t
sxpressea n terms of opportiimty cost criteria In other words,
the expendiiures of resources will always occur on the project in
whieh there (re no alternatives that will produce a larger net social
qan At a po ntin tme we are faced with a number of alternatives
or op.portunues on which resources can he exnend 4 By selectig
ore, we qive up the opportunity to derve s, gl benefit from the
others Her e wowill select the one that praduces the greatest net
coral benefr,

This type of anaiysts requires the knowiedge of all aiterna
tives, anel the potenudgl benefits they can jroduce This infor
realion  does not exist Nor ¢dan we envision it ever existing

trempts must be made to push the analysis as far as possible, hut
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considering the intractatie nature of the theoretical definition of
efficiency a much fess complete analysis must be utiized. In some
sense, economists should feel gratified that pelitical decisions
preclude the necessity for a complete analysis. These decisions
delimit the darea and type of analysis to a mere manageable sphere

These are some of the general components that must be
considered in the firstissue in the computenizatien effort. Most of
them are highly quahtative in nature and therefore rely on
informed  judgment  Our level of understanding precludes a
rigorods application of the analytical tools to them. Instead, the
overall phenomena 1s analyzed piecemeal without adequate consid
eratinn given to the whole, ’

The second issug-tswmore qualitative n nature and involves
the philosophy that s’yst adr-nistrators hold toward the type of
service the USTES ‘should be providing. The i1ssue 1s whether the
more complex on line Matching systems are necessary or whether
the off line batching processing systems will suffice Impinging on
this i1ssu 1s the question of whether one stop local office service s
necessary to adequately serve the USTES clientele The issue itself
has been partaliy resolved 1n one sense, but remdins open for
debate 1n another. If the USTES feels that onre-stop service is
necessary (this 1s generally felt to be the case), on-hine matching
operations are required There is the possibihity, of course, of
providing one-stop service by utilizing in-office files with a manual
search However, 1f the search s to take advantage of the total
files, access to the computer on-line 1s essential In any event, for
the purpeses of the discussion, we are assuming thdat admims
trators dare striving for one stop service and want t util e the fuli
applicant and job order fites whenever possible

The only matching system that atidizes the batch mode for its
prorary operation s, of course, LINCS  The sagment of the
wecun stiondl spectrum served by this system, (e, the managerial,
professional, and technical, generally encompasses applicants and

hoopenings that do not require immediate action  In other
words st cherts on both sides arelooking rmore for o “ouality”
match than an tmmediate match Therns Tore, the six hour rogpons
time 15 not a major factor 1in considering whether to use or not use
the LINCS services On the athier hand, i most oceundtions below
the above aroop one of the pnmar, consderations s oot finding
Uthe marn o the ob, bat C o an on a7 job Speed of sy
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1s of the essence While off hine matching s satisfactory tor cie
group, it 1s clearly unsatisfactory for the othe:

There are two segments of the second group that are partic
ularly in need of immediate service, The first 1s the easy-to-place,
relatively highly skilled individual and the relatively attractive job
opportunity The second 1s the very low skilled, unmotivated,
discouraged worker that 1s on the verge of dropping out of the
labor market |f the Empioyment Service does not find the very
attractive applicant a job very quickly, he or she will be served by
a nrivate agency or will find a job on his own. The same holds for
a very attractive job opportunity. Walk-in traffic, private agency
reterrals, word-of mouth, etc, will usually prevent this job trom
remaining unfilled for long periods

The polar case 1s equallv as critical and 1s in a sense more
difficutt. The marginal worker that has a » -+ ‘heult tume
finding a job usually becomes discouraged eastly and 1s unlikely to
return to the local office repeatedly f an opening canrot be
found on the first visit, this type of client s frequent!y fost In
addition, once outs.de the lccal office they are ditficult to locate
because of inadequate addresses, tfrequently no telephone, no
previous employer contacts, etc.

For these types of applicants and job openings, a batch
search 1s unhkely to be very effective The whole idea is that they
must be served while they dare in the local office or are on the
telenphnne. Once this contact is broken, the Employment Service 1s
untikely to be the agency recewving vdit for the piacement.
Therefore, it seems reasonable that for the majonity of local office
activities, some form of ¢n line operaton s needed The typical
employer and apphcant 1s very impcatient and except for the small
minonity of applicants that are not sericusly tooking for @ job or
employers not sericusty seeking g sustab!” craployee, sone type of
insmediate service 1s nepded

This portion of the ssue seemy reasonably ciear What s not
clear, 1s which combinavon of otf line ondine screening 1s most
effoctive One (s relatively o xpensive, the other s very expensive
Theretore, it becomes @ matter of optimizing total service given
thes overdll lovel of expenditures Determiming the cut off point
occupationdlly ahoveewhich bateh prrocessing s acceptable will be
vy iificutt 1wl Certamidy vary by area and docal office
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because of the traditional relationship between the Employment
Service and the community, the ecc.iomic conditions prevailing,
the type of industrial structure, and the effectiveness of the other
nlacement mechanisms,

Nevertheless, it is an important 1ssue that must be considered
very carefully, it would seem dasirable to have all transactions
occurring on-line, but the expense of such a system precludes this
eventuality. Therefore, some combination of the two appears most
realistic and it wtll demand in depth znalysis by system monitors
to determine the optimum mix.

Even with a clear understanding of the appropriate combina-
tion, there are problems of how to optimize the internal matching
process For example, If we take the characteristics of applicant
A" and screen them against the job order file, we will get job
orders 1", 2", 3", and”'4" out of the system One or more may
be suitable for referral 1f we take one of the job orders and run 1t
against the applicant file, we may or may not pick up applicant
A" Therefore, 1t 1s an :mportant consideration on which way the
search 15 run, but we don’t know hcw to optinize the process
Presumably, in an optimal situation, if we run applicant "A"
dgainst the order file and produce the above four job orders of
which number 1" was the “be 0 selection and then run job
order "1 against the applicant file we would come out with
apphicant A" g< the best match. This does niot happen, however,
bevause of cnding deficiencies, madequate search routines, tie
hreaking considerations, and the fike

Therefore, af we are only lookitig tor a match, 1t really makes
Httle difference that this situation exists  However, if we are
dattermpting to mahke some type of optimal match, 1t 1s hightly
tmportant to understand why this disparity exists and how 4 more
optimal selection can be made Thos s an tssue of g highly tech
nical nature but nevertheless impinges on the hasic operational
philosophy of whdt the systems are gttempting to do Much
research and redesign o will e needed to adequately address this
question

A thard issie of supremeimportaence not only of the comput
enzation effort in the USTES, but in many privdate organizations
as we bl s the development of an accoptable descriptor system
Many etforts hoth pubhe and private have been mdde to isolate
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and 1dentify the characteristics, qualities, and conditions that
make for a successful, on going work relationship | think 1t is fair
to say that there have been few major advances in this area in
recent years. This ts not meant to imply that no effort has been
expended. On the contrary, all four matching systems have
attempted to devise different descriptor systems and search
strategies. The crux of the matter i1s that we do not know what
factors or combination of factors is most important in the work
relationship. Undoubtedly the combination 1s different between
occupational groups and for a given individual over time. An tndi-
vidual may be more interested in the salary level early in his work
career whereas retirement benefits, life insurance, medical plans,
work conditions, etc., are more important later in life. Many of
the employment conditions are quantifiable, many are not. Salary,
hours, shift, occupational and industrial category, etc., can be
meaningfully quantified; whue attitude, interest, personality,
habits, etc., generally cannot.

The implication of the above discussion 1s that a universally
apphicable descriptor system may be impossible. There may be no
practical way to develop a descriptor mechanism that incorporates
all of the relevant attributes mentioned. However, whau is
probably needed s not a comprebensive mechanism but a system
that permits the interviewer to provide enough information about
the applicant or job opening so that an initisl comprehensive
screening can occur. Several mechanisms of this nature now exist
The stumbiing block s that we have these mechanisms, but not
knowing what 1s really important, we have no means to evaluate
them. There 1s an endless stream of verbiage about the superionty
or potential superiority of a particular method, but very Iittle hard
data to support the contentions

This Is an important, interesting, and very frustrating issue it
involves the psychology of the applicant and the employer, it
requires input from labor market, manpower, and industral
economists, 1t requires input from data processing personnel, and
local office counselors and interviewers encounter types of
problems and situations that must be covered. In short, an
acceptable descriptor system will require inputs from a variety of
sources A single developmental avenue cannot be used. What
combiination of 1puts will produce the optional descriptor system
15 subject 10 debate

[
.

49 ik




E

The section of this chapter on "'Directions of Change’ will
address the fourth i1ssue more fully In short, even with the PIP
scheme, there must be some explicit indication of what combina
tion of matching systems and job bank, wtll be most effective In
achieving USTES goals Some will arque that the prescribed course
within the PIP will determine this combination automatically
However, as will be pointed out, the control devices applicable to
the modular trmpiementation scheme are, in my view, inadequate
to determine an optimal combination, 1f this isin fact the case, it
wiit be of utmost importance to identify as precisely as possible
what combmation 1s needed if, on the other hand, the PIP can

control system expansion, an explicit decision would not be

required

Eifth, the enthusiasm of the computerized concepts and their
potenual contribution to labor market adjustment has diminished
signitficantly 1n recent months This corditton begins with the local
office staff and continues up the bureaucratuc hierarchy, Few
USTES admimistrators or staff are as excited about this
development now as they were g year or two ago This may be
explamed i several ways. First, it 1s now becoming a part of the
datly operation and local office staft have adjusted to 1t Second,
many now reahize that 1t has not and probably will not charg
many nternal operations so why waorry about 1t Third, some have
fost interest and enthustasm because manyv of their expectations
have bheen frustrated Therr expectations may have been too high,
buat nevertheless they fect genuimely frustrated Fourth, adminis
trators feel they have done therr part by procuring the system,
now 1t 1s up to the operational staff to make it work Fifth, as
mentioned earler, chent pressure has dh minished sigiificantly i
the last two, years and top tevel federal, state, and local officials
have turned therr attention to other matters

These reasons and undoubtedly several others have accounted
for reduced interest and enthusiasm This 1w« a significant though
often overlpoked phenore non The USTES 15 on the verge of
making a major change i ats total operation and even more impor
tant « hange 1 public opimon aisuut the agency 1f this effort 15
permetted  to gradually  melt into the stereotyped mold  of
traditional USTES activities, thes agency will have rmissed an
opportumty to matendlly change its public image Therefore, an
mportant anternal issue should bhe the development of a public
refations program and mechanisms o stimudate internal interest
that will bring this unfinishied systen back into pubhc view
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The sixth issue concerns the question of inhouse versus
external usage of data processing expertise Virtually every public
agency would like to have an in-house computer operation with
the necessary support staff There are obvious advantages to this
type of arrangement However, mamtenance of a computer facility
1s extremely expensive. Therefore, an i1ssue that must be resolved
land 1t apparently must be resolved on an individual agency basis)
1s whether {t‘r‘afn In house personnel for data processing activity
or leave this function for external contractors. If the latter course
of action is thx?rt it presumably will leave agency personnel with
greater opportumty jor direct service to ES clientele, There may
be certain situations that will require in house expertise, but this
deciston must be made on an individual sit'ration basis

Finatly, an ssue that may not be of direct concern to
program developers, but 1s certainly of mterest to all pernpheral
systems 1nvolves the integration of the computenzed system with
the other agency components Unemployment insurance, fiscal
and management, research and analysis, administratior etc., all
become involved in ard are a crucial part of any computerized
eftort, Methods of incorporating them into computenized system
are being developed, but to date there are mary questions
unanswered Computer usage, report generation and distribution,
development and rraintenance of the data base, and many other
conceins arise In relation to other agency componerits

There are ur.osubtedly other ssues that could be mentioned
However, 1N my view, the above issues are the most important at
this point v time  Much effort has been and vall continue to be
oxpanded o1 addressing them i the ne  two or three years
Resolving or obtatming a4 concensus on the issues will not be an
pasy task, but g successtul computern, ed effort wil require that
most of them be addressed adequately betore additional advances
Can be made

Direcuons uf Change

Computet assisted placernent an the public sector bas exasted
inosome form for more than g decade There have been numerous
changes i haste YSTES qeals, hardware, operating procedures,
et The ongimat LINCS system appears very  tudimentary 5
retrospect and we often wonder hoa the designers and adnurs
trators couldl have been <o “tange’™ as 1o expeot 1t to work The




same criticisms are likely to be leveled at us during the next
decade.

In any event, a lot has been learned ahout what will work and
what will not The methods of data input, equipment usage,
personnel training, etc , have changed in light of past experience
In general, confidence 1s high 1n our ability to handle these types
of operations However, there is still a lot to learn and a number ¢f
dreas where our understanding and level of knouwiedge 1s
rudimentary, iIndeed Several of these topics will be covered in the
next chapter when the “‘current state of the art' is discussed. At
this point 1t s 1important to discuss the overall directions
computer assisted placement s taking from the admenistration
nolicy standpoint

[t 1s safe to say that little can be said now that will change
the general direction of computer-assisted placement  The
Manpower Administration has adopted 4 scheme of implemen
tation that will presumably enable the USTES to expand the basic
job bank system 1nto a netwerk of computerized job matching
systems of varying degrees of sophistication Tne basic plan of
action 1s contained in a document entitled Phased Imiplementation
Progression for Computer Assisted Manpower Operations Network
(PIP) 1t expheitly describes the process by which an elementary
job bank 1s systernatically transformed into a matching system
using ¢ modular step test step test approach Conceptudlly thisis g
fogical and highly rational way to go about 1t However, there are
somie nractical problems that may raise rtestions about the entire
process Before discussing these problens, o brief description of
the implementation process 1s in order

Without the necessary tools tu fully evalugte the exasting
matching systems, the USTES was compeied to devise some other
e thod of qustif ing the expansion of the job bank system, In
cffect, the matching systems had demonstrated the feasibihty of
job mdatching but bv thewr very nagture were incapable of being
rigureesly examined ond evaluated They had demonstrated one
very tmportant pomnt that became the bass for alt system develop
ment  job matchmg was o fegaible process Waithout  thes
Foowledge, the USTES could rot have conadered expandima the
joby hank system

At an carly date it was recogrized that the magtehing systems
woreatossinee 1o tern of redatioely andependent modati s They
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all worked together in the viabie system, but each could be consid
ered as an individual entity. Once in the system and intermeshed
with cach other, 1t became vitually impossible to determine the
precise role each module played and how they affected one
another. This was the basis of the evaluation probiem of the
existing matching systems,

Therefore, 1t was reasoned that if an elementary job bank was
installed and its performance evaluated, 1t should be possible to
append modules to 1t and test their effectiveness In this manner,
modules could be incorporated into the job bank 1n a partizular
city or state until the benefits derived from the addition of one
more module equaled the cost of the expansion. At this point,
modular expanston would be stopped.

Depending on the matching system considered, there are
many basic modules, Some of the most important are

1) Development of a data base using the various
descriptor systems,

2) Attempting to match characteristics of one file
with chents representing the other file. For
example, the New York AMDS only uses the job
order file module and attempts to match in-office
applicant characteristics to 1t,

3) A comprehensive search strategy maiching both
ways and involving both files,

4) Varwous types of system output such as video,
teletype, etc.

The advantages of this type of progression scheme are several
First, 1t 1s a reasonable wav of approaching the development
process It provides a conceptually defensible scheme. Second, 1t is
relatively flexible. In other words, 1t can be expanded or
contracted as the labor market conditions dictdate. It is also
flexible over ume in the sense that future conditions may require
an expansion or contraction of the system Third, it only qives an
area what 1t needs to function effectively Therefcre, a lot of
needless excess or neffective capacity will not be tied up 1n a
syscem,
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These are all desirable features of the PIP scheme, buu a basic
problem immedately arises. Imphcit in the overall process is the
ability of USTES developers to determine an optimum cost
effective point. This requires a determination of not only system
costs, but benefits as well. The former 1s very difficult, the second
is virtually impossible with contemporary evaluation techniques.
Therefore, what appears conceptually simple 1s subject to being
frustrated in practice. This is a significant problem from the stand-
point of efficient resource allocation. However, as a practical
matter the progression scheme will proceed as outlined. Attempts
will be made to evaluate the modular expansion and infurmed
judgments will be utilized. This is all that can probabiy be
expected under current conditions, However, every effort should
be made to devise a more acceptable evaluation technique.

Conclusion

This chapter has accomplished two things: 1) it has identified
the critical 1ssues pertaining to computer-assisted placement as a
component within the USTES: and 2) it has briefly criticized the
direction of change as outlined in the PIP plan. The next chapter
will attempt to critique the present state of the art as i1t pertains to
computerized placement. Many advances have been made but
there (s a long way to go. Subsequent to that development, a series
of recommendations will be made in an attempt to provide
positive suggestiors for needed change
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Chapter V

CURRENT STATE OF THE ARTS

The MIT Conference in 1964 demonstrated several things
first, there was considerable interest 1 computer assisted place
ment 1n both public and private sectors, second, several systems
had achieved token successes, but comprehensive analyses had not
occurred, third, an effective means of describing men and jobs had
not been devised, fourth, there was unlimited optimism that o
full-scale job matching system could and would be developed
Even with this interest and enthusiasm, the expectations implicit
in the Conference were not fulfilled In retrospect, the state of the
art was exceedingly primitive In hght of current activitios there 1s
some question abuut how far we have advenced To be sure, many
lessons have been iearned about how not to do 1t, but fewer
positive advances have been made 1n the onposite direction

It may be useful to summarize several poirts 1 hoth
categories, First, i erms of technolegical capabilities, there s ne
question about the possibility of constructing o sophisticated
computerized job matching system Conceptudlly, the probiem s
relatively straightforward The hardware required to do the job
exists today and 1n all hkelihood has existed for a number of
vears. 1 .erefore, disregarding cost for the moment, camputer
technology 1s not the main impediment to development or a
matching system

Second, 1t 15 a well known fact that in most manpoywver
programs, inadeqiate tunding has not beete o problem What this
means 1s that at_a point in _ume there are usually more funds
available than can be effectively usedd This does not miean, of
course, that there are enough resources avditable to solve gl of our
manpower problems Rather, our knowledge of what to do and
how to do it places a ceiling on the amount of funds that can
sffectively be utihzed Muct *he scme problem exists with regard
to the matching systems Every admimistrator arques that he could
do twice what he s currently doimng of he had half again as taty
resources  There may bave been occasional problems created
because of 1nad gquate funding ot these systems, but most vl
agree that with an untested systermn, the Manpower Administration
wds generous indeed  In the last two , ears, with the rapid installa
ton of yob barks there hay been g freeze on the level of resources
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flowing 1o the matching systems  However, this s not unreason
able given the fact that they have yet to demonstrate universal
eftectivencess Four matching systems exist, but an understanding
of wvhat they do dand how they do 1t s incomplete Even more
frustrating 1s our lack of knowledge regarding how they can, it
they can, be adapted to other economic, soc al, pohitical, and
historical situations

Third, an assue that contuinually drises in all discussions  *
man job  matching nvolves the methods of describing bot!
entities One thing s certan, DOT coding 1s not enough,
descriptor words dre not enough, rating or ranking schemes are
imadequate, and a prohiferation of selectton factors does not do the
job Quite simply, our understanding about what motwvates people
and what 1s important in the job environment s incomplete. The
factors that make one man attractive to an employer or a jobs
atirattive 1o 4 man are inadequately understood dand are certainly
beyond mieastirement wath current techmaues 1t s doubtful that
most employers and employees could explain the factors that
persuaded them to make a particular choice The multitude of
subnective factors that mfluence decision making and the equally
imiportant factors that make for a successtul work relationshin ars
bheyond current understanding However, 1t 1s these facto.s that
must  comprise an effective descriptor system The «stems
carrently undsr consideration dre relatively devord of new imnova
tions and foliow the traditior. ! patterns They are denivative of
the tastorscal descriptor systems or are t

tased on some notion of
motivation  theory  developed o the context of  sociology,
vsyehology, or soaal psychology  Ocuasionally, one of  these
Sttempts with showe some pronnse But, either other unexplammed
artahlog affected the positive outcome or the researcher 1s unable
1O repeat results uader wdehy varying conditions

Foarth, d ety anportant discovery relating to These systems
by the regcion of prople to gutomation Experience seems
to andicate that the qrestost resistance to computenzdation s
voternal and oy external Inother words, internal personnel hgve
more difbiculty adjusting 1o o computerized system than do
extorogl chenty b fact appie ants and employers seent to expect
this t,pr of sorce and find oty unusual about it There was
cort gl conuern that ¢« xtorngl nsers would feel ahienated by 4
fon g aterized sesteon bt thys has been totally without justifica
tien The prohabbe difference 1s g psycholomcal one Externdl
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chents see the system as attempung to help them find a job or an
employee imnediately  If nothing materializes, they can go else-
where and forget about 1t The (nternal user sees the system as
impinging on his work environment He may or may not sce it as a
useful tool to bie used in providing more effective service He sees
It as a change, a device that forces tum to do something different
Change 1s always difficult and 1t should not be surprising when
there 1s resistance to 1t Alsg, of course, most external users
encounter computers « many of their day to-day activities and
therefore do not find a computerized employment service particu
larly different

Edfth, we have learned that 1t s very easy to become over
whelmed by the computer i terms of 1ts responsiveness to
programmerd situations In short, the computer is a device that will
do precisely what a1t 1s programmed to do, nothing more or
nothing less Without ¢ complete understanding about what s
required n labor market adjustments, it has been relatively easy to
overreact to particular situations An example will show what can
happen

In the tltah system g series of tick ler notices are generated f
certdin functions are not performed  Suppose 1t 1s February and
you are looking for a carpenter’s position Construction has
stowed down and there are fe, carpenter job openings Therefore,
on the five day, noservice tickler, g notice 1s generated every five
days 1t 1s routed to the appropriate intervicwer for review and
possible action The interviewer keeps getting this notice on the
same applicant repeatedity  There may  be several hundred
unemployed carpenters, hundreds of plambers, masons, pipe
fitters, etc, thousands of secretaries, and hundreds of farm
workers At particular seasonal tulls, the notice generation system
toads the interviewers until theantent of the system s destroyed
The pomt s that the computer cannot sense the seasondl vandation
and therefore responds in the usudgl manner

With an tienroved understanding of the labor mark et it may
be possible to program m seasonal varistion However ot present
our knowivedge doss not permiut g comprehensive restructuring o
the search strategy to gccommodate these vdaniations This s only
o example, of one tickler There arez comparable devices in every
systimn that nave caused simular probiems We now understoad
what the probler s even though we don’t have the total solution

—
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This 1s a step tn the nght direction however and advances can
expectad as our knowledge base expands

Recommendations

in g previous discussion” this wiiter set forth a sertes of
recommendations relating to computerized placement. They were
the result of research extending over a three-and-one-half year
period that involved hundreds of adrmunistrators and staff at all
levels of the Employinent Service. In hight of the evidence avail
able at that tume, the recommenddtions are not nappropriate
However, review of some data, further discussions WiLh pritarie
state leve! personnel, and the benefit of less pressured reflection
on what has transpired resulted in not a reversal of these recom
mendations but a more tempered thrust, My first recommendation
n the above mentioned study was to immediately cease the expan
sion of the absolute number of systems and the indwidual system
size In hight of the available evidence, this recommendation may
not be grossly out of line It 1s difficult to demonstrate that the
aresent course of action is the one that will ultimately lead to the
attainment of the Emnloyment Service's long run goals (1f and
when they are clearty defined). If we cannot show precisely how d
system an be utihized in the attainmen® ~f goals and objectives
tand 1t 1s difficult to do when we don't I.. ow what the goals and
objectives are), 1t 1s very difficult to justify vast expansion or for
that matter migintenance of the system

The first recommendation that seems justified in the context
of further wnvest~ tion s that the expansion of individuai systems
should continue as set forth in the PIP_plan but that no_new
systemns should be imitiated. This appears to be a departure from
rationdl decision making because of the fundamenta! probiem
pointed out earlier However, 1t must be reatizea udt the expecta
tions of system staff would be frustrated f “development™ or
further “advances’™ do not occur Also, while dn adequate evalua
tion technique does not exist and probably will not exist for many
years, 11 would be unfair to Liate that developers know nothing
about development dand evalustion  Many lessons have been
logarned and 1t seems reasonable that informed yudgments abou*
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effective svstem size can be made Finaity, though i1t should not be
a factor ¥ ym a pure'y economic standnoint, the fact remains that
4 portivi (2 percent) of manpower training funds automatically
flows to *°  matching effort each year. These funds could be
diverted to -uome other program, but in all hkelthood the effective
ness and efficiency of that program will be equally nebulous

What the first recommendation attempts to say Is that from a
purely academic standpoint, the present expansion plan canriot be
justified However to be pragmatic about the whole matter, we
must realize that we -tate ot the art ' virtually all manpower
activities 1s relatively primitive. Evaluation technigues are not
adequadtely developed and objectives and goals are often poorly
defined  Therefore, 1f we want the computerized concept to
remain viable we must of necesuty relax our conditions of survival
and permit something other than conceptual perfection This does
nut, of course, 1mply that we should reduce our efforts to develop
adequate evdluation techmiques To the contrary, 1t may be a
sound lony run strategy to Increase substantially the time and
resourcrs comoutted to evalration The precise commitment s
difficait 1o dentify oo the aggregate but individuai system adminis
teators shoutd he able to deternune what evaluation is beiw , done
ind how it compares to the total resource commitiment

Coeosevond recommendation s derivative from observations

“atde gt mar points throughout the Employment Service This
aip o, hes g vast cadre of skilied, dedicated individuals that can
<ot hute to the formulation of concrete evaluation concepts and
tecte res NMuach of this expertise ies dormant and will continue
to be LLasted unless an explicit effort 1s made to involve it There
fore gt recummended that g series of symposta be convened at
the tate gnd reatongl levels 1o serve as an input media for ideas on
_ongeptugl_and operdtional characteristics of computer assisted
clacement Boas vitally imiportant that all levels of operational staff
b tepresented an the meetings In fact, 1t may be suggested that
tho eatval e etiogs bie comprised exclusively of non administrative
<tadf tnon aoaumon, the method of decision making that has been
e thus far s almost as sterde as what would be expected from
cl, adiearestrative personnel There has apparently been hittle
cent from tow tevel operauions personnel that work with these
conteny eyrry day  These individuals do not have “the whole
po e nnd . but they do know what works and what does
o Theew indhisdualy make 00 bregk the system and it e
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dbsulutety o ssential that they b permatted 10 et tivar vieys
One of the cntieal 155, ads to mintan mterost 0 the sy L ms
This s one miethod that v kel to e highly srpecesstal

Third, there appears to be copaderable contusion or
susunderstandimg aboat what the systems can do ang what they
areosupposed to duo The myystic of computerized operations has
haappeared from those that work wirn the system every day and
understard whdt g computer s and  what  himitations st
HooLor, there are a surpnasing numher of individuals, primarily in
state teyed adrnan strative positions, that visuahize computerized
placement as a pandced 1o oll of thewr operationa! problems There
fore, gt s strongly recommended  that the USTES provide o
complete stgtement on _the current  ‘state ot the art * reldting to
computer assisted placement systems This statement must inctude
d Clear oathne ot the current thinking o the subject from the
foderal dovel Tt must include an extended  discussion of  the
probloms rolating to these sy stems and the reghistiy o xpectations of
ther eapanston it 3 Agationar netaort - This posthion report
Aondd be ownitten an g non techmic b ooanner that ol be stntable
For consrnption on g broad seahe

Foutth, msch of the rnticnt that careently oxasts and o
Bhoty to persist far anto the futare v denvvative fraom She qrnerg!
Lie b o nformation aghoutaawhat the systems are doing The fack of
itorimgtion LS sl to but sorpewhat more techrical i nature
than the type of doformation needed 0 the preceding recommnen
datron As bhrnietly pomnted out in the tirst recommendation, the
USTES must mnake g concerted effort to _develop an_ongqoing
valugtion mechamism that wiil provide ¢ comprehensive picture of
sestennoperations. Fragments of information are circulating
cathun the USTES, exters evaluators are andalyzing specifi
anpiecty of the operation, but there s no cosrdinated, Lompre
Fotisioe techirarues that witl b ow the effectivenese of o Larticuler
Gotern gt grven pomnt i ame This anformiation s beconing
i angly noportant and as the funding base of the Boaple yeeng

oo chgnges it e orme evonraone amportant

Tho D poeaeewndation as toade wnth tu b recogration thiat
ok o ey done i this are s Mo speafcally, POSARSG
e of Cer e Autoratie Repoarting System) e attempting to
Brery the st sccounhimng < sto together cath the F SARS (Fm
Gt Sa e At nated Repotting Systemn bt prelionoary
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mdications dre that 1 1s not workmg ettectively This should not
be surpnising In cffect, two systems thot are plaqued by opera
tional problems have been welded together into a single system It
would be unreasonable to expect g smoothly operating system
comprised o1 two imperfect systems However, 1t s a start At thys
point, (t appears to be the cost accounting system that has the
most significant interngl probtems ESARS 15 gradudlly becoming
MOre decurate ds ¢ (lata systemy, bhut several constituent reports are
still causing problems

Therefore 1t as recommende ] that  development ot the
POSARS continue with particular attention given to refinement of
the cost garceunting systent Unless the cost deccounting system can
be standardized within and between agencres and psrograms, s
credibylity sl remam lowe Tt s not saggested that the cost
accounting system he reorgarmzod The Touche, Ross, Bailey, and
Smyart system developed i 1869 1970 appears adequate g o
system, but it breaks down becatise of tnproper or nadeqguate
ageney usaye Often prograrms are developed and the adminis
trative  macmner, 15 organized without nput from the cost
decounting section ot the agency This results i Happropriate
cassificatior ot programs, personnel, furne g sources, dishures
ments, ete Oaly aith adeaaate contral over sitaations of this type
tany the cost accountingg systern gy o cobonent of POSARS
hegcome effogtive

Cancluston

Proacdit it tosoboectoedd e aiina e s sans stem o ans enency,
that 1y influenced by a large teamber ot poarey undorstood factors
Artetnting to e sstaneb o b a ol bank s oras ot etfective g
particutar oty reaenres nare than gt mabyse, of the mnput and
output of joh bane data Tt ccgum s anancerstanding of how the
adrmimistrators and statt swee the ol b and s relabiorbap to
the Froopdfo e 0l Sen e oo e ne g they see it gs g thieat 1o
thir oot 1t <0 cobabl, ot ot s H e s vy it as g
cotbieraore gdd tion that oo oo ot o thera they el
nrababh!y not Gtibiee ot Hecroels O o the orbier bandd thiey e
o toob thiat can et T e rertgree o thear ol oo
ety it et ok poqardbe s ob othier taotorg The
ST AT AR AR S R T S LT RFE S FE A BTSN IRTUARTAY £ BPRS F T SO CIRT TR AT
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This overview of computerized placement has not attempted
to adequately account for all of tie subtective factors impinging
on the systems Rather, it attempted to provide 'inderstanding or
perspective for those inerested m improving the Employment
Service operation via computerization 1t has, of necessity, been
rather general so os 1o hdve appeal 10 o wide spectrum of readers

Ther  can be no question but that the Employment Service
of 1972 1s vastly different from the Employment Service of 1968
Similarly, the attitudes toward and understanding of computerized
plhicement hes taken ond cense of saphistication in the Jast couple
of years No longer 1s it a mysterious device that won only be
mamipulated by highly skalled technicians Many still see it as o
threat, but now they understand how 1t operates [tis not g threat
brecause of ignorance, 1t s a threat becouse of understanding
understanding that the cemputer can petform certan functions
tnore ofhiciently than an mterviewer can Abo, understanding that
they are no longer in compiete conaol of ever, thing that comes
cover their desk The computer monitors some of their activities
and dovs trot perrat them to overlook cortan fano tions

Vhat s most oamportant e s contextois that agency
fersonned ser e sy stem not ds 3 threat or ¢ necessary evil hut as d
toul that carr be atilized in pertorming ther functions Some
secept this athitude very quickly whatle others may never fully
ahprecate the charactenstics ot therr system: Attitude ¢hange s d
dow process, but in many respects the mostmportant one Tech
vologiedl advances provide the medum of improvement bt it still
reuites dec ptanee by, nternal and pxterngl users

.

White the directions o change withi the Eraployment
Sorvice have heen somewhat erratic i the tast five ears, hopetully
4 pernod of relative stabihity has been schivved Siniilarly, the
major thrust ot computerization rior to 1970 was undlear Both
todergl and state admimstrators had emotional 1f not empincally
Hased tes to the two basic concepts Some of this emotonglsm
still exasts, hut for the most part 1t has subsided The primary
reason, of courue, was the development of the PP ran that explic
ithy outhned the intended direction ot compeater assisted place
iment . The plan atsett o s almost as much political as opera
tional 1t says on the one hand that job hanks are gomnag to be the
basts of the nationdl systern and that forther expansion of the fou
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matching systems will not occur On the other hand, 1t says that
the ““ultimate’’ goal 1s a network of matching systems Therefore,
there 1s something 1n 1t for everyone though some may Jave to
wait a long time to realize their interests

It 1s strongly hoped that resource commitmen and interest
will not diminish 10 the area of computerized placement. There is
much to be gained by maintenance of this system, but these gains
are unhkely to be noticed In the short run. There are many
problems many of which secem virtually insoluble. However, when
the advances that have occurred in the last haif decade are viewed
objectively, we must admit that we have come a long way. The
current lull n interest and activity hopefully will not persist.
There 1s much to be done and the resources exist to do it
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